Workers (DW)
. 47 The data are collected quarterly for each state, the District of Columbia, and territories and are compiled in a database called the Public Workforce System Dataset (PWSD).
For this analysis, the original database was updated to 2011Q3 for UI and the Employment Service and to 2011Q1 for the two adult WIA programs, the most recent data available at the time.
Tracking the Flow of Participants Through the Workforce System
This section provides a framework for tracking the flow of participants through the workforce system. The flow diagrams displayed in Figures 9.1, 9.8, and 9.11 offer graphical representations of the three major workforce programs: the Unemployment Insurance system, the Wagner-Peyser Employment Service, and the Adult and Dislocated Worker Workforce Investment Act programs. While each program is considered separately in the analysis, they are interconnected as well as overlapping through referrals and coenrollment. Programs overlap when they have responsibilities for delivering similar services, such as occurs between adult 45 The primary reason for the omission of these programs from the analysis is the unavailability of data at the time the study was conducted. 46 A fuller description of the data will be included in the separate final report that we will produce. 47 This analysis does not include Trade Adjustment Assistance program data from the PWSD, since it has not yet been updated and made available to the authors. The WIA updates were generated from the WIA Standardized Record Data (WIASRD).
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WIA programs and the Employment Service. Moreover, the practice of coenrollment in ES and WIA, which began around 2006, has had a large impact on the number of participants in WIA, particularly the Adult program. The number of entrants into the WIA Adult program jumped 125 percent in one quarter, from 67,000 in 2006Q2 to 151,000 in the next quarter. In New York alone, the number of entrants into the WIA Adult program increased tenfold between those two quarters, accounting for a large share of the nationwide increase.
Unemployment Insurance system
According to data on initial claims and benefit payouts, the unemployment insurance program was severely tested during the recent recession. It paid out more benefits to more unemployed workers for longer periods of time than it ever had in its 80-year history. Benefit During that same period, the economy lost 8.5 million payroll jobs. The combination of fewer jobs and more people looking for work increased the need for reemployment services for UI beneficiaries, both when they first became unemployed and during the unprecedented length of time they remained unemployed. The following figures show the flow of participants through the UI system as depicted in the diagram above. The strong seasonality in both initial claims and first payments obscures this 48 The basic WPRS system is mandated by federal statute. States are free to expand WPRS to target the provision of reemployment services in other ways. The Department of Labor encouraged states to try other targeting approaches in its March 2009 Recovery Act guidance. 242 relationship to some extent. To gain a better perspective of the ability of the UI system to process initial claims and send out first payments, we eliminated the seasonality by using a four-quarter moving average. Figure 9 .2 displays the seasonally adjusted data and reveals that the ratio of initial claims to first payments has actually increased throughout the recession. A similar increase is observed during the previous recession. Some of the increase may reflect the increase in eligible claimants as a result of more claimants losing their jobs through no fault of their own. However, the referral to services and the receipt of services did not occur simultaneously, as 2005q4  2006q1  2006q2  2006q3  2006q4  2007q1  2007q2  2007q3  2007q4  2008q1  2008q2  2008q3  2008q4  2009q1  2009q2  2009q3  2009q4  2010q1  2010q2  2010q3  2010q4  2011q1  2011q2  2011q3 Number reported to services (in millions) Number of initial claims (in millions)
Initial Claims Reported to Services
The number of UI-profiled claimants referred to and reporting to services increased during that time, as shown in Figure 9 .5. Low-cost services-orientations and assessmentsreceived the largest enrollments; the more expensive and intensive services of education, training, and counseling experienced the smallest enrollments.
49 Figure 9 .6 shows the distribution of services before and during the recession (profiled claimants could enroll in more than one service). Of those profiled claimants referred to and reporting to services, the percentage receiving orientations increased from approximately 50 percent to slightly over 60 percent during the recession and period of Recovery Act funding. The percentage of profiled claimants receiving assessments increased as well, jumping sharply from 30 percent to 50 percent within two to three quarters following the availability of Recovery Act funds. Referrals to education and training remained at roughly 10 percent throughout the entire period, and counseling increased from 10 percent to 17 percent during that same period. Figure 9 .5, some services, including education and training, experienced a bigger increase in service provision than the increase in ARRA funding for the WIA Dislocated Worker program, indicating a substantial effort by state workforce agencies to use ARRA funds to increase training. The denominator underlying this figure is the number of profiled claimants who were referred to and reported to services in general; and the numerator is the number of profiled claimants who were referred to and reported to that specific service, such as orientation.
The average duration of regular UI benefits and the exhaustion rate increased during the Recovery Act period. Both peaked in 2010Q1, as shown in Figure 9 .7. The exhaustion rate peaked at 56 percent, and the average duration of UI receipts reached its maximum of 20 weeks duration that quarter. 2005q4  2006q1  2006q2  2006q3  2006q4  2007q1  2007q2  2007q3  2007q4  2008q1  2008q2  2008q3  2008q4  2009q1  2009q2  2009q3  2009q4  2010q1  2010q2  2010q3  2010q4  2011q1  2011q2  2011q3 Exhaustion rate
Duration in weeks
Average Duration Exhaustion Rate
The Employment Service
The Employment Service (ES) provides a variety of labor exchange services, including but not limited to job search assistance, job referral, and placement assistance for job seekers, reemployment services to UI claimants, and recruitment and screening services to employers with job openings. Services are delivered in one of three modes: 1) self-service, 2) facilitated self-help services, and 3) staff-assisted. Depending upon the needs of the customers, other services may be available. They include an assessment of skill levels, abilities and aptitudes, career guidance when appropriate, job search workshops, and referral to training. These reemployment services overlap with the core and intensive services provided by WIA programs, and many ES participants are also WIA participants because of coenrollment between the two programs.
The flow diagram in Figure 9 .8 depicts the basic steps in receiving these services.
Participants enter the ES system either through a referral from the UI system or on their own.
Under federal law, the UI "work test" closely links the ES system to the UI system. In order to be eligible for UI benefits, claimants must be able and available for work, and in most states they must demonstrate that they are actively looking for employment. Consequently, UI recipients are required to register for work and are referred to local workforce offices. However, a large majority of ES participants enter the system on their own. They can be employed and looking for a better position or unemployed and seeking help to find employment. All are eligible to receive basic reemployment services.
As shown in Figure 9 .9, the increase in the number of ES participants accelerated near the end of 2007 and continued to climb until cresting in 2010Q3 at nearly 5 million individuals. The number of participants receiving staff-assisted services followed closely but at a slower pace. It leveled off at 3.1 million a few quarters before the peak in participants and slowly declined throughout the remainder of the recession and the Recovery Act funding period. With the sharp increase in unemployment and the number of job seekers and the drop in the number of 
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The flow of participants through the WIA Adult and Dislocated Worker programs is depicted in Figure 9 .11. WIA participants can be referred from the ES program or can come into the program on their own. In either case, they must meet specific eligibility criteria for enrolling in the WIA Adult and the WIA Dislocated Worker programs. As previously mentioned, some states coenroll ES program participants in WIA programs. All workers are eligible to receive core self-services or staff-assisted services. 50 Once enrolled in WIA, participants can be referred to more intensive staff-assisted services, which include reemployment services and job training programs. Each successive level of service, from core self-assisted through job training, requires progressively greater staff intervention and consequently is more expensive to provide. WIA was 50 Recognizing the reporting problems associated with self-served services, particularly at the national aggregate level, we have elected to omit these services from the national-level analysis presented in this chapter. While it is generally recognized that a large number of participants receive self-served services, some states do not record them in WIASRD and thus they are under-reported at the national level. One issue contributing to underreporting is the way in which states enroll WIA participants. In some states, people can use services without registering, whereas in other states everyone using services is required to register. For staff-assisted services, the recording procedure is uniform across all states and straightforward. The WIASRD reporting system counts everyone enrolled in WIA as receiving staff-assisted services, which leads to 100 percent of WIA exiters receiving such services. We will include self-served services in the analysis presented in the full report for selected states that are considered to accurately record the receipt of these services. initially designed so that participants would progress sequentially from the least staff-intensive to the most staff-intensive services until they succeeded in finding employment. In recent years, many states have changed to a more customized approach. While many participants were still referred to core services when they entered the program, One-Stop Career Center staff was more likely to refer participants directly to services that best meet their needs, hence the omission of arrows in Figure 9 .11.
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For the following analysis of the WIA programs, the reference point for counting the number and percentage of services is the entrant into the program. That is, when we refer to the number of services received, we refer to the services received by the individual who enters the program. We identify the date at which an individual enters the program, and then we look forward to see whether or not that person received a service. In some USDOL publications, the reference point is the exiter. In that case, they identify a person who exits the program and then a quarter to 60,000 a quarter. However, the heightened service receipt lasted only one quarter before starting to decline. By the following quarter, service receipt among the three services fell by as much as 30 percent and continued declining throughout the remainder of the Recovery Act period. The surge in services, particularly training services, is consistent with the U.S.
Department of Labor's directive to states at the time the Recovery Act was enacted for them to use the available funds expeditiously to make services available to participants as quickly as possible.
The rapid increase in the number receiving services in the latter half of 2008 led to a higher percentage of entrants receiving services than during the year before. From 2008Q1 through 2009Q3, as shown in Figure 9 .14, the percentage of entrants receiving intensive services rose from 23.8 to 44.1 percent, a much greater increase than the increase in WIA Adult funding (as shown in a later chart). 54 The percentage of entrants receiving high-cost job training services At about the time of the uptick in the number and percentage of entrants receiving the various staff-assisted services, the average number of services received by entrants also started to increase. As shown in Figure 9 .16, the average number of services per entrant climbed from 2.2 in 2008Q1 to 2.9 in 2009Q3, indicating that not only were entrants moving into services that required more staff time but they were also receiving a greater number of services on average.
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Another indication of the greater number and intensity of services was the increase in the number of days in the program. This increase occurred about four quarters after the number of services started to rise. However, the increase in average duration in the program could also be attributed to the difficulty in finding employment, as the number of days continued to climb even after the number of services received began to decline.
56 55 The number of services received is by registration quarter, while days in program is by exit quarter. 56 As with the other trends in services, the average duration in the program and the number of services appear to be influenced by the advent of coenrollment in 2006. Immediately prior to that time, the average number of services was around 3.5 and the average duration in the program was around 300 days. By 2006Q4, these numbers had fallen to 2.2 and 119, respectively. As the unemployment rate continued to climb in 2008, WIA Adult participants showed increasing difficulty in finding employment. As shown in Figure 9 .17, the percentage of exiters moving immediately into employment (as measured by the entered employment rate) fell from 73 percent to 53 percent in that one year. From that point on, the entered employment rate remained virtually flat. However, during that period of a constant entered employment rate, the between registration and service receipt began to increase at least three quarters before the number of entrants into the program started to increase. This could suggest a diminished capacity to provide services during that period, a time period that corresponded to a 9 percent reduction in WIA Dislocated Worker funding (PY2007 through PY2009).
Starting in 2009Q2, the average duration of entrants in the WIA DW program began to increase, as displayed in Figure 9 .22. 57 This occurred at the same time Recovery Act funding became available, but the upward trend continued throughout the entire funding period, long after the number and percentage of exiters receiving training declined. Moreover, the average number of services received by DW entrants also trended downward during most of that period. 57 The number of services received is by registration quarter, while days in program is by exit quarter. 
Expenditures and Participation
Recovery Act appropriations for workforce programs were intended to support the increased need for reemployment and training services as unemployment climbed during the recession. 59 Total Recovery Act funding for the three workforce programs-the Employment 58 The number of hires is from the BLS JOLTS data, and the number of private sector jobs is from BLS. 59 The American Recovery and Reinvestment Act of 2009, which we refer to as the Recovery Act, provided additional budget authority to federal agencies to obligate funds above the levels provided in the previously enacted fiscal year 2009 budget. Much of the spending, particularly for workforce programs, was based on pre-existing formulas or mechanisms. The March 18, 2009 Training and Employment Guidance Letter (TEGL 14-08) states, "Recovery Act funding may only be used for authorized WIA and Wagner-Peyser Act activities as provided in this TEGL. ETA expects states and local areas to fully utilize the additional workforce funding to substantially increase 
The relationship between expenditures and participation
Figures 9.24 through 9.29 show the patterns by which the three workforce programs spent the Recovery Act funding. Expenditures for all three workforce programs are expressed in current dollars. Annual appropriations and expenditures for the three workforce programs were mostly flat before and after the Recovery Act funding period. For example, FY2009 funding for the three programs amounted to $3.09 billion compared with FY2011 funding of $3.00 billion, a the number of customers served, and to substantially increase the number and proportion of those customers who receive training. These funds must be used to supplement annual WIA/Wagner-Peyser appropriations and must only be used for activities that are in addition to those otherwise available in the local area (WIA sec. 195[2] ). To that end, Recovery Act funding is to be spent concurrently with other WIA and Wagner-Peyser funding, and should not be used to replace state or local funding currently dedicated to workforce development and summer jobs." The basic question of this section is what amount of additional funds are required to accommodate the increase in enrollment at prerecession levels of per-participant expenditures.
To address this question, we consider the hypothetical increase in expenditures if the level of per participant expenditures stayed at prerecession levels. For example, as displayed in Table 9 Although the ES program boasted the largest number of participants of the three programs, it experienced the lowest rate of increase in participants between the two periods.
Between the prerecession period and the Recovery Act period, the number of participants increased by 59 percent ( The previous analysis averaged expenditures per participant over the entire nine-quarter period in which Recovery Act funding was available. However, as we have shown in a previous section, a greater proportion of these funds were spent in the first half of that period than in the latter half. Since the number of participants in the programs remained high throughout the Recovery Act period, expenditures per participant fell. Table 9 
Conclusion
This chapter demonstrates that the American workforce system responded to the needs of workers during the recent recession by spending available Recovery Act funds expeditiously to provide reemployment and training services to the influx of participants into three workforce programs-Employment Service, WIA Adult, and WIA Dislocated Worker. However, increases in the number of participants were greater than increases in funds available through the Recovery Act and regular appropriations, forcing states to substitute proportionately more lower-cost services for higher-cost staff-assisted services such as training and counseling.
Overall, we found that the flows of workforce services did not keep pace with the needs of unemployed workers. Recovery Act funds only partially compensated for the increase in participants during and immediately after the recession. As a result, workforce programs did not serve participants with the same level or type of service that was provided before the recession. This is evidenced by the reduction in expenditures per participant and in the lower percentage of workers receiving more intensive services and training.
In general, funding for public workforce services was inadequate to avoid a substantial decline in nominal per-participant spending that had already been developing before the recession and that continued during and after it. Recovery Act funding countered part of the that the Recovery Act funds should be spent "expeditiously and effectively," so the great majority of the funds were spent in the first year.
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Considering the supplemental funding appropriated through the Recovery Act for all workforce programs and the UI system, our findings are not surprising. Federal policymakers put almost all the new money in the UI program for income maintenance purposes and relatively little into reemployment and training services. Policy emphasis was heavily placed on what the Organisation for Economic Co-operation and Development calls "passive labor market policy" rather than on "active labor market policy." As a stimulus initiative, this may have been an appropriate decision, since the intent was to put money in workers' pockets to provide a temporary, timely, and targeted stimulus to the economy.
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Our analysis covered only up to 2011Q2, because of the lack of more recent data when the report was prepared. However, it is important to understand what happened afterward, when unemployment and program participation remained high while funding was reduced to prerecession levels. To continue the analysis, the Public Workforce System Dataset (PWSD)
should be updated and used to examine what happened after Recovery Act funding terminated.
An extension of this study could analyze the flow of unemployed workers into and through reemployment services and training, examining the funding of the workforce system and determining the extent to which limited funding might constrain the ability of the system to provide adequately for those workers who continue to become and remain unemployed. 61 In testimony before the Joint Economic Committee on January 18, 2008, Lawrence Summers, Harvard University professor and former secretary of the Treasury, echoed his previous call for a fiscal stimulus that was "timely, targeted, and temporary," which for many became the basic principles for an effective stimulus package. 
